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INTRODUCTION

What is the predominant theory about Urban Plan-
ning in Canada, a country with a democratic government,
and influential neighbour, and a mixed cultural herit-
age? What are the feelings of the men involved, di-
rectly or indirectly, in planning, and in shaping the
opinions of the public and the professionals of tomorrow?
Are their views concurrent with the theoretical approaches
favoured? These and similar topics should be understood
when dealing with the many urban problems realistically,
effectively and successfully. The position of the plan-
ner with respect to the structure of the community, the
flow of authority and the ethical responsibility toward
one's fellow men should be defined.

Equally, however, the men who seek the help of
the professional planner (or often omit to do so) must
see the relationship between democratic bodies and the
technical advice furnished by specialists. They must,
while protecting the interests of the citizens who elect
them, not give way to the selfish pressure of profiteers;
they must possess courage and foresight, lest they con-
fuse eternity with finite notions of time; they must
be selfless and subdue the pride of office to the per-

formance of duty. These are the men who officially
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initiate all planning activity. Unless they have con-
fidence in the planner and understand the working of
the planning process and the whole meaning of Urban
Planning, they may not act. If they act without full
knowledge they may be disappointed; they may not do
justice to their responsibility; they may distrust
those who offer help.

Others who are effectively on the outside of
the ring of action may ponder these problems philoso-
phically. They may advocate systems, designs, solutions
and theories which, although intended for our special
conditions, will have to stand the test of use and time.
Their views are the imaginative suggestions preventing
stagnation of ideas. Our society is marked by ever
guickening change. Man's social and physical structures
are often overtaken by new development before they have
served thelr useful term.

Many of the problems in planning are not new,
however. Early interest in urban problems was evident
around the turn of the Century. Montreal's City Improve-
ment League and Toronto's Civic Guild were private groups
seeking to foster the planning field. These early groups
often still strongly advocated the "city beautiful”
ideal, which saw physical order and aesthetic consider-

ations as prime aims. However, a more profound inter-



pretation gained ground quickly, and after the passing

of the first Planning Act in Great Britain in 1909,
interest spread across the country among select citizens
and a number of government officials. The then Governor
General of Canada, Earl Grey, observing the poor con-
ditions of urban development, invited the British planner,
Henry Vivian, to lecture on planning in Canada.1 This
was in 1910.

In 1912, Canada's first Town Planning Act was
passed in New Brunswick, followed by the Nova Scotia
Act of 1915. Manitoba had an Act passed in 1916, and
in 1921 appointed the first Town Planning Comptroller.2
In 1916 also, a National Conference of Citizens Improve-
ment Leagues was held in Winnipeg.. Even the First World
War did not seem to dampen the enthusilasm. The Town
Planning Institute of Canada held its first meeting in
1919. TIts membership at the time was not restricted to
professional planners of whom there were few. Many
surveyors, engineers and architects filled the ranks,and

interested citizens were admitted as associate members.

1 Item in the Journal of the Town Planning Institute of
Canada (hereafter referred to as the "Journal’), 3:3,
June 1924,

2 The author discussed, first hand, with Mr. E.W. Hobbs
(first Comptroller of Town Planning, Manitoba), many
of the problems of early planning attempts.



To~-day, some fifty years later, development has not
reached a satisfactory level.

Perhaps overenthusiasm and lack of trained staff
were two major reasons for apparent fallures of early
planning efforts. Most early acts sought to make plan-
ning compulsory,such legislation being applicable to
cities and towns over a given size. When, because of
the lack of widespread interest in small centers, and
the lack of qualified technical personnel, most commu-
nities did nothing, the pfovincial bodies could not
hope to enforce the provisions of the act. This legis-
lation was therefore neither operative nor respected.
Many of the early acts lay dormant. Records show that
the first request for action under the Nova Scotia Act
was in 1924, fully nine years after it was passed. A
similar period elapsed before the Alberta Act was used
in 1924.3 These gulfs between theory and practice are
wide. The reasons have been suggested. It did not
take long before the shortcomings were understood, at
least by the planners. The lack of responsible officers,
the concept of the city beautiful and the failure of the

early acts, are described in early issues of the Journal,u

3 Items in the "Journal", 3:3, June 1924,

I Cauchon Noulan, 'Canada Behind in Town Planning',
the "Journal', 5:2, April 1926, p.4.



In the twenties, some brighter attitudes evolv-
ed, and slowly fingers were being pointed in various
directions to fix the blame for the lack of success of
town planning in Canada. In the quest for understanding
the whole process, such terms as the "technique of so-
ciology" (planning) and "political engineering" were
coined; these showed that a clearer view was on its
way.5 The combination of ethics, economics and art was
seen as the way to secure planning in depth. An editorial
in the Journal of June 1930 finishes with this statement:
"...the town planner is an integral and necessary part
of our community government. He 1is here to stay for his
work continueth greater than his knowing."

Unfortunately; the economic hardships of the
thirties and then the Second World War dealt heavy blows
to the developing science. In effect, a resurrection
was necessary after 1945, The tremendous task of catch-
ing up on development and the housing shortage strained
the available technical staff. Although bodies, such
as the Community Planning Association of Canada, founded
in those days for the promotion of interest in planning,

made every effort to stimulate the art, there were obvious

5 Cauchon Noulan, "Zoning and Town Planning Legislation',
the "Journal', 6:5, Oct.1927, p.11.



physical limitations. The chance to start at the proper
time was thus partly missed. Planning remained a secon-
dary consideration in all but the largest cities. If
there is a lesson in the early development, it may be
that the process was misunderstood. The ideals were
there, the technicall skill to execute physical devel-
opment may have been there, but the workings of democracy
and the all-inclusive purpose were overlooked. To admit
that one cannot impose anything on an unwilling public

may well be the first step toward successful planning.
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PLANNING

In treating any of the phases of a very broad
subject, 1t 1s necessary to define carefully each term
used; in this way, the amplitude of interpretation can
be reduced sufficiently for the reader to follow the
lines of argument in tune with the writer. A discussion
founded on vague terms cannot result in a better under-
standing or lead to a useful conclusion; it will there-
fore be helpful to examine the implications of the word
"planning", first in general, and then in the particular
sense in which they apply to this thesis and to Urban
Planning.

Most definitions break the term, Planning, down
into three distinct steps. These are: the establishing of
goals or policiles, the making of plans, and finally, the
formulation of procedures for implementing these plans.
Any one of these steps by itself does not constitute plan-
ning, being but a part of the whole action. When speaking
of planning these three phases are understood. But each
step in planning has certain goals, rules and measures
for implementation. More in this connection will appear
under "Urban Planning'" below.

The establishing of goals implies the recognition

of certain ends which are to be attained. These will be



based on the needs and philosophies prevalling with
respect to the field of action. A certain order of
importance will be established, priorities agreed upon
and policies evolved. Logically the next step must be
a plan, a statement relating the present with the desired
future condition, by indicating what might be done to
transform existing patterns, to create new entities or
otherwise effect the desired ends. Those proposing
these measures should understand the goals and have suffi-
cient knowledge to be in a position to offer appropriate
as well as imaginative solutions.

The next step requires that a realistic and
practical execution must be recommended. Although a
plan need not be limited by the means currently availa-
ble, there must nevertheless exist a link with the proba-
ble or the possible. There exist designs or plans which
entirely overlook this contention, but these have as their
end not the actual implementation of their recommendations
or designs, but serve rather as proposals or ideas, cal-
culated to fire the imagination by suggesting future pos-
sibilities. Such "plans'" appear in all fields of endeav-
our from time to time and the field of Urban Planning has
many such Utopian concepts. It is clear, therefore, that
these have a value, but discussion will be limited to plan-
ning which has a reasonable chance of being put lnto oper-

ation.
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The word "planning" may also be considered in a
wider context by implication. In the previous paragraphs
a brief outline on how planning can be performed was given.
It may be of value to ask why one should plan. When pos-
ing this question the general field of administration 1s
entered.l

There is an element of planning in almost every
rational action, from the most 1nsignificant personal
decision, through to the steps taken by dbmpany execu-
tives, and, of course, most important of all, in the na-
tional and international governmental institutions. Plan-
ning thus can be accepted as an integral part of adminis-
tration and government. It is, in fact, one of the chiefl
functions of the administrative chain, others being organ-
izing, directing, staffing, coordinating and budgeting.2
That these elements are closely related to the planning
activity, when speaking of Urban Planning, will be shown
in“subsequent paragraphs.

To clarify the classification of planning, an un-
derstanding of different types and kinds of planning is
essential. If administrative planning 1s considered to be

a kind of planning, which lindeed it is as itwconcerns it~

1 Gulick, Luther, "Notes on the Theory of Organization',
in Papers on the Science of Administration, edited by
L. Gulick and L., Urwick, New York Institute of Public
Administration, Columbia University, 1937, pp.5547.

2 Ibid., p.13.
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self mainly with the means of reaching desired ends, and
if policy planning be considered another kind of planning,
being concerned mainly with the establishing of objec-
tives, then Urban Planning which embraces these two along
with many other kinds of planning, can be considered a

type of planning.

URBAN PLANNING

Fundamentally the three steps of planning can be
applied to Urban Planning. This will not impede the ex-
pansion of the terms to include the many interrelated
activities which are comprised herein. It will be noted,
however,that these will at all times group themselves
identifiably into their respective classifications. In
this manner Urban Planning can be discussed generally,
while making reference to the establishing of goals, the
preparation of the plan and the preparation of a formula

for implementation.

Establishing Goals: Since the outward manifesta-

tion of this type of planning is most often a physical

form, the physical aspect was the first to be dealt with
historically, and it is still the one most easily compre-
hensible to the general public. But the great importance

of, and preoccupation with, economical solutions to
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municipal problems, also makes the direction and coor-
dination of municipal departmental activity an obvious
planning target. Planning should be easily promoted in
these areas since the activities of most departments
result in physical creations (water lines, streets, parks)
underlining the preoccupation with these ends.3

The public is still most conscious of the tangi-
ble aspects of the community and may be Iintroduced to
planning on this sure ground. In order to set the goals
it 1s necessary to have an idea of the kind of community
that is desired. The object of planning in this sense
can be said to be:

"the conscious achievement of the best

possible surroundings for carrying out

the various activities of 1llving of the
individuals who make up the community.”u

This concise statement suggests physical as well as ad-
ministrative aspects of the planning goals. It seems
clear also that the individuals for whom the planning
will be a service, should necessarily have a word in thé

proceedings. General public agreement on what is wanted

cannot be overemphasized. Hand in hand with such an

3 In fact, civic officlials are most interested to initiate

planning in the interest of economy.

4 Carrothers G.A., Planning in Manitoba, Mimeographed
report, University of Manitoba, Faculty of Architecture,

1953, p.28.
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observation goes the final responsibllity for all poli-
cy which belongs undenlably to the elected officials.
This concept 1s advanced by most authorities on public
administration.5
The planner may 'help the taxpayer express

certain latent or subconscious 'wishes.”6 At the same
time he may not take the place of the citizen, for by
his very training he may be very differently disposed

to certain problems: an cutlook which may or may not

be favourable. In any case planning should be submitted

to the critftical appraisal of the publie, if for no other

reason than to guard against seeming despotism or high

handed activity, of which planners are often accused.

Moreover the public can and does contribute constructively.

The familiarity with local conditions is one of many

assets here.

During the formulation of objectives, the publiec,

whether through the form of actual public meetings, or
through an appointed board or a commission, or through
their elected representatives, will be of immeasurable
assistance to the professional planner. Not only will

this assure a dynamic and acceptable solution, but it

5 Walker R.A., The Planning Function in Urban Government,

University of Chicago Press, 1950, p.p. 100-104

6 LaHaye J.C., "An Approach to a Proposal on Planning
Education, ' Plan Canada, 2:1, May 1961, p.29.
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will be one that the community will accept as something
of personal creation, not a scheme, as good as it may
be, handed down by strange experts. The first step in
this direction has yet to be taken in some Canadian
communities, who must declide to form some basic public
relations body such as a planning commission.7 Thus,
once a community realizes the need for formal control,
it can begin to seek the ways to establish objectives.
Naturally, the first concerns will be of general
nature: perhaps spelling out broad outlines such as en-
vironmental conditions conducive to health and welfare,
economic use of the community resources, and perhaps an
awareness of conservation of existing aesthetic qualities,
before they suceumb to exploitation, would make a good
start. The resolution to begin a plan is often based on

such all embracing ideals.

Preparing Plans: The flow of the Planning Process

continues and enters a different valley. The spring has
given birth to a brook and it has gathered water from

many sources in the hills, becoming a river of some poten-

7 Only about one third of the municipalities in Manitoba
have started to plan, including, as one might expect,
the larger cities and towns. (Source: Provincial Plan-
ning Office).
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tial., The purity of this water should be conserved
and its course may need guldance to make use of its
potential energy.

The community has gone as far as it can. It now
needs guidance of a professional nature. The making of
plans itself is the work of specialists, technicians and
artists, who will carefully mold the desires expressed
earlier into a meaningful pattern. To do this a proce-
dure similar to the one outlined above will be followed.
There will again be certaln steps taken in succession,
as here again, priorities and values must be respected,
if the final conclusions drawn are to be representative
of the community.

This procedure will consist of an inventory of
the relevant aspects with respect to the established
goals, followed by an analysis based on the results of
the inventory and other outside factors, of empirical
nature, that may be considered important. From this
analysis certain predictions are possible, relating to
the probable, the possible and the aimed-for future con-
ditions. Finally and perhaps most important, a good plan
will consider the means available for execution of the
designs and recommendations, both legal and financial.

The inventory known also as the survey is the

foundation upon which many decisions will be based.
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The Jjudgement necessary for the correct depth sounding
is, at least in larger centers, one to be exercised by
experts in the respective fields. Since this should in-
clude the physical, social, economic, financial and legal
conditions, there are at least as many experts required
to collect such data correctly. As suggested, the com-
plexity of these areas of investigation will decrease
with the population of a community, so that these sub-
jects can, under certain circumstances, be combined.

A generous supply of even the most indicative da-
ta will, however, not point clearly to any one solution
or trend. Therefore the analysis of collected material,
to the same degree of accuracy and expertise as suggested
above, will be essential. In many cases 'planning' activ-
ity has ended at this stage, leaving in the hands of the
elected officials voluminous reports and statistics, which
have been of little or no assistance.8 The professional
and technical assistance must go much further.

The conclusion of the analytical stage leads into
the area of prediction. This is perhaps an unfortunate
term as it implies some sort of vision on the part of the
planner. However if understood in realistic terms, three

possibilities can be discerned. First there is the predic-

8 Walker, op.cit., pp.106-129,
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tion as to what will happen under prevailing conditions,
without any changes, in the light of the facts unearthed
in the survey. This can be termed a projection: for ex-
ample, as in the case of population, physical deteriora-
tion or suburban growth. Second is a consideration of the
inherent possibilities that can be discovered upon care-
ful study, and the application of some imagination, help-
ing the community to break through established barriers
that may lead nowhere. Here the hidden ideals of the popu-
lation can be awakened and inspired by daring proposals,
some of which may even go beyond immediate reality, as was
suggested above. Third comes the return to the actual
goals that have been set, and the relative relation be-
tween these and the proposals. The question of how to im-
plement must be asked here and receive adequate attention.

These stages of prediction, evolving out of the
analysis, are again distributed over a range of special
fields of knowledge. The soclologist and economist might
best be able to foresee what would result from unguided
development; the architect, engineer, landscape architect
and sociologist may be able to project imaginative propos-
als of community development; and finally, the lawyer,

political scientist and sociologist will perhaps serve to.
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keep things within the realm of reality, both with respect

to the desired ends, and with respect to attaining those

ends.

Implementing the Plans: Planning 1s increasingly

employed to shape land uses to serve social ends, and em-
phasis on the physical appearance only is no longer con-
sidered satisfactory. But planning in this country is per-
formed within a market economy and within a given histor-
ical context. Although strong efforts are advocated to
curb private interests, a vigorous private enterprise must
be retained to assure actual development of some of the
bold schemes that may be proposed.9

The tools which will aid in successful implementa-
tion of plans must reflect this climate and attitude. In
order to protect such diverse private interests, the proc-
ess of implementation maintains a democratic connection
from the ground up. Various types of distribution of au-
thority have been developed within the context of this as-
piration, the success of which has depended on the desire
to participate on the one hand, and the willingness to face
some loss of personal freedom by accepting certain controls

on the other. The increasing acceptance of the planning

9 To compare Canadian and American views, see Milner J.B.,
Community Planning, pp.156-176, University of Toronto Press
1963; and Haar C.M., Land Use Planning, pp.T14-755, Little,
Brown & Co., Boston, 1959.
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function in both the private and public sector is evi-
denced by the gradual inclusion of planning in the munic-
ipal departmental structure, and the continuing evolu-
tion of provincial planning legislation.

Not only the legal hurdle must be surmounted by
the planner. Far reaching fiscal decisions, on all three
levels of government, will affect policies of implementa-
tion. It is commonly understood that the federal fiscal
policy with regard to taxation as well as the flow of
funds; the provincial regulations for, and participation
in, municipal finance; and finally the solvency and poli-
cy of the municipality itself, all require attention. On
the local level, the planning activity can make the great-
est positive advances, in these respects, while taking
full advantage of other possibilities through the two
higher levels of government. A plan would therefore use-
fully include an outline of municipal revenues and spend-

ings, Incorporating the works envisaged by the plan.

THE FLOW OF PLANNING ACTIVITY

The variety of actions encountered in the prece-
ding paragraphs may be arranged into a smooth flowing
sequence of activities, to constitute the efficient un-
folding of the Planning Process. While a certain chron-
ological order is of course imperative, an amount of rep-

etition or rerunning of different phases of the process,
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even before completion of the design or schemes which it
originally conceived, gives a continuous indication of the
validlity and effect of proposed solutions. This is a
world of constant change, and only by conceding that the
recognition of change is the one way to face reality, will
any plan continue to be workable, meeting new problems
with new answers..O The influence of new work under the
plan, as well as new and unforeseeable outside forces,

may affect and distort the original inventories of infor-
mation so carefully compiled, and thus question the very
base of the analysis and declsion.

The effect may go deeper than that. In the light
of the execution of portions of chosen alternatives, even
the objectives may be influenced in some respects. The
original objectives may, however, have been broad enough
to include general social, economic and aesthetic values,
which, at least over the short term, can be assumed to
stay constant.

A residual amount of moderation will conserve those
values which are deeper and more permanent than the techno-
logically obsolescent features of modern life. There is a
need for some form of value Jjudgement. Soclety must be un-
derstood in order to retain the correct balance between

physical efficiency and human satisfaction.

10 Walker, op.cit., pp.106-129.
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Sinced proposed alternatives must respect this balance,
planners are faced with a heavy responsibility.ll
The whole Process is observed within a framework
of possible change and reevaluation. Therefore, although
the presentation in Figure I. attempts to demonstrate
the linear flow of the various phases in time, the dif-
ferent influences coming into play, and the steps in
solving a problem, it represents but a portion of a
greater whole. A certain feedback action is shown even
in this limited extract, instigated to correct while still
possible, and to learn by experiment and catalogue for
future reference. The active participation of the peo-
ple, through boards and elected officials, as well as
through open meetings and later hearings, is seen as
dominating during the preliminary stage and during the
choice of alternate solutions. The choice of alternatives
will in some measure depend on set policy. It 1s here
that the advisory capacity of technical planning person-
nel should be carefully guarded to encourage and 1n fact
establish responsible action by those answering to an

electorate.12 This matter will be more fully discussed

11 Dakin John, "Thoughts on Theory-Method in the Plan-
ning Process", Plan Canada, 1:3, Nov. 1960, pp.l134-143.

12 Some councils are reluctant to accept planning, see
Milner J.B., "Town and Regional Planning in Transition',
pp.59-75, Canadian Public Administration,3:1, Mar.1960.
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in Chapter III.

Seen in a somewhat more remote perspective, the
planning process may be shown in the form of a circular
movement as in Fig.II. In this rather abstract diagram,
influences of direct action emanate in a clockwise direc-
tion, while in an anti-clockwise direction, indirect
results act on the three main subjects. That this is a
gross simplification is of course conceded, but never-
theless it serves to illustrate vividly the basic prin-
ciple that is to be kept in mind by those concerned with
any phase of planning. All scientific knowledge has
gained from knowledge of this principle of interaction of
cause and effect, and planning, too, gains much by its
application.

In figure 1II, the Plan encompasses both the
planners and their solutions; the Project includes all
implemented recommendations, physical and otherwise,
issuing from a plan; while the People are the public and
their elected administrators and officials,

Briefly, the Plan causes the execution of a
Project, in a broad sense, which by its very existence
influences the People, who may draw new desires or wants
or hopes from it, and newly influence the Plan. 1In the
other direction, the Plan tends to educate the People

by public relations. The people, so educated, react to
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previous "Projects', and previous projects also feed
back information to the Plan, valuable in further work.
The fluid and continuous character of the Planning
Process cannot be overstated. It is now an accepted idea
in Canada, but unfortunately harboured mostly by the plan-
ners and theorists. The influence of consultant planners
sometimes also creates this impression of a final plan by
the method of “package plans' often followed. It is note-
worthy, however, that many consultants have realized the
better results, as well as continued contracts, to be
realized by emphasizing the unfinished aspect of a plan
and working on a continued retainer basis. Only in this

manner will Planning become a Process.
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PLANNING TEAMS

In this country urban planning has developed
through the democratic process. It is therefore imper-
ative to accept the notion of team work and cooperation
in all the various forms of planning, and in the deci-
sion making processes. It may be argued that single-
handed creation and supervision of a scheme is the only
way to assure that the outcome will be a harmonious cre-
ation and true to the actual plan. The classical exam-
ples of autocratic planning, which we all admire today,
at least for their physical perfection, may be cited.
But such works have often mere exercises in physical

design.

While one man may have great ability or ideas,
there is a limit to the knowledge that he can absorb.
This alone must make certain tasks beyond the capability,
and indeed sometimes beyond the comprehension, of one
individual. The staggering number of variables involved,
all of which may have dynamic aspects, could hardly be
given consideration, unless some allowance is made for an
amount of delegation of responsibility. The moment dele-
gation of responsibility is introduced, however, work be-
comes a group effort which, although it may be directed
and coordinated by one man, will in effect be the product
of many smaller decisions taken at lower levels, but all

having a definite influence on the final shape of things.
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In a similar manner, even when there is no formal
organization or delegation of responsibility, there will
nevertheless be group actlion by various specialist trades
and occupations or activities. They will, in a free
market economy, tend to form interrelated fields of en-
deavour, governed by opportunity and profit motives, while .. .
providing the necessary and desirable services and goods
for which the public is willing to pay. In examining
any particular group of activities, the term team might
also be applied, particularly when the efficient balance
of public and private interests results in production
of well produced and fairly priced goods and services.

The two types of teams briefly described above
can both be found in planning. The first may be called
the action team. It 1s made up of all the interests
connected with the full realization of the schemes pro-
posed in the plans. This includes the public; the plan-
ners; the elected officials; and finally, and perhaps
most lmportant, the private interests that are respon-
sible for at least the physical execution of the work
envisaged by a plan. Second team may be called the plan-
ning team and is made up of the professional planners,
forming a group of specialists capable of bringing to-

gether the various skills needed.
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The Action Team: While some thoughts which

are part of this subject have already been aired, it will
be of value to consider how this team works, and in partic-
ular what the limitations of each section of this team
are.

First, there are the people who, in a democratic
society, constitute the public, who presumably dictate
by the exercise of their taste and judgement. Here, then,
ig the first limitation: the creationsof society will
be limited by the nature of that society.1 The nature of
a soclety will depend on its system of values, and thus
would branch ocut immediately into all that concerns hu-
man life and satisfaction. The achievements of a par-
ticular soclety, as reflected in all aspects of their
proposed and executed plans, cannot be better than its
existing values, and can at best progress only up one
rung of the ladder at a time.

Public officials are elected from within a group
by a group and therefore will champion the common denomi-
nator of values of that group. They are the next section

of the Team. They are also preoccupied with their desire

1 For interesting and contrasting views, see Haar C.M.,
Land Use Planning, Little Brown & Co., Boston 1959,
pp.302-346; Adams T., Outline of Town and City Plan-
ning, Russel Sage Foundatilon, New York 1935, pp.319-330;
Dakin J., "The Background Ideas of Planning', Plan
Canada, 2:3, Dec.1961, pp.96-107.
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to be reelected. While officials are perhaps drawn to
public office by a sincere desire to promote the gener-

al good, or even to implement a particular action, the
constant pressure of politically acceptable behaviour and
decision making, by the avoidance of radically different
approaches, makes for the inherent conservatism and short-
sightedness characteristically ascribed to public officials
particularly at the municipal level. Planning 1is above

all a long range activity. It is regrettable that it is

so often limited by short term concerns.

There are, of course, other complications that
arise. The business of administering a city has, par-
ticularly in larger centers, become a complicated task
requiring many decisions based on technical advice and
understanding. Without implying incompetence, it is
obvious that an elected body, most often functioning on
a part-time basis, cannot always be expected to render
faultless decisions. Furthermore, in some cases, the
advice, if not carefully gilven, may be rejected because
of the feeling that the technician may be attempting
to manipulate the representative of the people. No
attempt can be made here to exhaust the 1llst of possi-
ble problem areas, from petty regionalism to platform

loyalty, not to mention areas that may involve personal
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integrity.

The third section of the Action Team, usually
invited to action by the second, is made up by the plan-
ners. While the Planners really constitute a team wlth-
in a team, as will be shown below, their role in connec-
tion with the other groups presently under discussion
should also be understood. Reference has already been
made in describing the planning process to a system of
values and to the common denominator of such a system
which acts as a brake or limit on the planning process.
To help develop a wider understanding of the environment
and the necessity for better planning, the planners may
be most effective in an indirect educational role. (The
Community Planning Association of Canada is just such
an organization.) Furthermore if planners themselves
will be governed by the underlying thought that they
are advisors as well as researchers and developers of
new and far flung concepts, their advice will be more
often heeded. There is no doubt that face to face
contact with the officials, at which point the actual
convincing takes place, is a procedure requiring great
diplomacy and public relations skills. These are not
usually the sort of qualities that a person choosing a

highly technical career such as planning, abounds in.
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"We must learn how to discover the nature

and significance of our bureaucratic sys-

tem as a group of behaviour patterns, pre-

dictable, interrelated, having character-

istic trends." 2
Tt is within this framework that the planners are active,
and only acceptance of these limits will assure any degree
of success and eventual conversion.

The legal tools, which govern the implementation
of the plan in the private sector, are provided by the
legislatures, It is not necessary to consider this group
here only to underline the process under which the last
members, the private investors and developers, function.

Statutory legislation is, in essence, a correc-
tive process. Thus, once again in the chain of action,
there is a built-in element of retardation. But this is,
in part, a price that must be paid for the democracy way
of governing our country, and is to be accepted as a
fixed rather than a changeable value. For this reason,
legislation for planning has been slow in coming and is
of course only permissive in nature. Private interests
are able, in effect, to influence such legislation if
not to write it directly. On the one hand, those who

may feel restricted by impending legislation, (and usu-

ally motivated by more personal reasons), haveevery op-

2 Dakin, op. cit., p.100.
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portunity to make representations to effect action in
other direction.

A considerable proportion of the work planned
under any scheme is the direct responsibility of the
local government body, and as such, 1s under the more
or less direct influence of the planners. At this
level, the planners in an ideally organized unit are
the agents of coordination and environmental design.
Once the private sector of activity is entered, this
control becomes very indirect, and has, in the past,
usually been carried out in the form of negative reg-
ulations, such as zoning restrictions. The reaction
from the private sector has not been in line with ex-
pected results, in most cases, and particularly in
large scale projects, zoning as conventionally known 1s
ineffective. This private sector of the team must
therefore be provided with a more workable atmosphere
in which to act.

At the same time, the attitude commonly held
with respect to urban land may need a new understand-
ing. Investment and development interests, without
limiting them to size, generally hold the view that land
is a commodity, to be bought and sold at whatever the
market will bear. In fact, land is a resource which,

in city areas, is not unlimited, (relatively), and
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which once allowed to drift into the wrong use pattern
cannot be easily salvaged, except at great cost to the
public,

In a similar manner, the owners are at all
times interested to secure the highest gain, usually
on a short term basis. Since, in effect, they are the
environmental designers in this sphere of activity, the
result in most cases is unsatisfactory. Therefore, while
one may advocate more imaginative controls of land de-
velopment, in order to encourage the positive rather
than the negative approach, these would also have to
include (for Canada) rather strict functional and aes-
thetic requirements. Granted that the static form of
control is not satisfactory, private interests will
have to mature a long way before any forms of develop-
ment regulation along European llines might be accepted.

The last and most important member of the Ac-
tion Team 1is thus seen as perhaps also the most diffi-
cult to control. The concept of team work implies an
amount of give and take, but, in this case, decisions
will likely be based on very concrete evidence of a
financial character. The plan least likely to encoun-
ter resistance will be able to show economies over and

above those to be realized following a status quo. At
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the same time, suéh a plan will of course endeavour
not to sacrifice other principles. It may not be
eagsy to admit this, but the fact is that most Cana-
dians, connected with planning, when asked, hold that
economics Jjustify planning first and foremost.3

Looking back over the Team made up of the peo-
ple, the politicians, the planners and the private
sector, there is a chain of action. If a small gener-
alization be permitted, then one may say that the plan-
ners should always be one step ahead of the politicians,
but still within reach, while the politicians should
always be one step ahead of the people but not far
enough to lose contact, in a process of learning and of
persuasion. Democracy leaves no room for one-way orders.

(Figure III).

The Multi-discipline Planning Team: The plan-

ners form a team within the team Jjust discussed. For
the purpose of this thesis the function of the techni-
cal planning team will be examined in the light of
specialization and organization. It is to be expected

that a discipline that advocates rational and planned

3 See also results and comments in the discussion of
the questionnaire, collected by the author, Chapter
IV, under "Planning Education".
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ways of action should have, itself, evolved into a well
defined pattern. That this may not as yet be the case 1n
Canada is stated in much of our literature.u Nevertheless
there seem to be recognizable trends, and from these it
is possible to construct an image.

Ideally there are many fields of specialization
which contribute to planning activity, in the technical
sense. Such widely separated subjects as law and landscape
architecture are included. To 1limit the number of partic-
ular specialists, that may form the Planning Team, is
neither wise, nor a straight forward task. As a matter of
fact, many writers on planning education and planning or-
ganization have expressed different views here.5 These have

some common themes, and it is through the interpretation

4 Different approaches are used by various Canadian plan-
ners and planning professors. Trends are drawn from:
LaHaye J.C., "An Approach to a Proposal on Planning
Education", Plan Canada, 2:1, May 1961, pp.27-31; the
Town Planning Institute of Canada Committee Statement,
"The Role of Town Planning in Canada'", and Parker J.A.,
"Education and the Role of the Planner', both in Plan
Canada, 1:3, Nov.1960, pp.171-178; Richardson N.H.,
"Planning Education', Plan Canada, 5:2, Nov. 1964,
Aspects of American and British views can be found in
Perloff H.S., Education for Planning: City State and
Regional, John Hopkins Press, Baltimore 1957, and
Goss A&., "The Architect in Planning', Journal of the
Royal Institute of British Architects, May 1965.

5 The European approach seems to advocate thoroughly
trained generalists; American and Canadilan preference
leans toward the specialist with some planning training.
Generalist directors would, presumably, emerge from these.
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of the underlying goals that the work of the team may
be divided, without limiting the degree of speciali-
zation or generalization necessitated under different
circumstances.

Thus, while the purpose of the different fac-
tions will vary, and in some cases certain members of
the team may even be omitted or others added, the proc-
ess would always include the steps of investigation,
planning and implementation. The purposes may be di-
vided into classes, namely those concerned mainly with
physical planning, and those covering social planning.
Under these headings, such items as streets, civic
design, transportation, land use and services are con-
sildered physical while welfare, houslng policy, recre-
ational facilities, legal and financial matters would
be social in nature. Interrelating the purposes and
thelr subdivisions, as well as the process of planning,
it becomes possible to identify certain fields of spe-
cialization. The most obvious surely are sociology,
engineering, architecture, law and economics. Here,
again, the order of importance matters less if no par-
ticular problem is examined, as each may be of para-
mount importance with respect to different circumstances.
In the subsequent detailed discussion, the order 1is there-

fore one of convenlence rather than importance.
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One way of studying the fields 1is in relation
to the chronological order of the planning process.

In the quest for the determination of objectives, the
following questions may be asked: What was the his-
toric development? What is presently discernible?
Here the geographer and sociologist-planner have the
main interest. The engineer‘and architect-planner
studies existing conditions more with a view to eval-
uate the physical structure of the community. The
economist and lawyer will concentrate investigation on
organizational and administrative matters.

The subjects studled include landuse patterns,
demography, housing condlitions, measures of convenience
and living standards, in order to gain insgight into
the prevailing social values, community organization,
particularly from the socio~-geographic and socio-eco-
nomic standpoints, and such diverse matters as public
services, religious habits and ethnic problems. All
these are investigated with a view to extracting a pat-
tern of evolution and the preparation of certain pre-
dictions.

While the social survey is being conducted in
depth, areas dealing with the purely physical are also
recorded. Such things as existing services, future

capacities of existing facilities, fiscal health and
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existing local legislation are necessary, to complete
the interpretation of the present status of the munici-
pality. In each step in time one or more fields might
dominate, but the others will not be totally absent.

The analysis, which will consist of the pooling
and interrelating of all the gathered information into
concise and meaningful statements, which will, when
properly assembled, not only Jjustify all observed phe-
nomena, but also point to certain inevitable trends,
requires close cooperation of all the disciplines. The
next step, that of formulating a design or scheme, re-
quires the data from this pool of information, plus
the outline of the design goals to be sought.

Having achieved this initial plan, there may
now be a separation, but always with some consultation,
of the physical and social functions, and again a fur-
ther separation between engineering, architecture and
sociology, economics and law. Each of these fields
now enters a period of activity in the particular sphere
of its specialization. So far nothing has been sald
about coordination, but this rather important aspect
is only sidelined to be taken up in more detail below.

Beginning next with the physical design, the

engineer planner and architect planner will be concerned
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with detailed plans. Under the general heading of en-

- gineering fall the many problems of transportation,
considered as a system, technical design of the streets
and other arteries, and the domain of municipal services.
Shared by the architect and engineer 1s perhaps the best
known of the planning design functions, that of spatial
distribution, design of streets, subdivisions, residen-
tial and other districts including all the provisions
made for these areas such as schools, parks, shopping,
transport ete. There are other areas or special func-
tions such as conservation, improvement, recreation etc .
In the past, the field of landscape architecture was
often responsible for these works, but this is now con-
sidered the domain of the planner with the engineering
or architectural background who has recelilved special
training in these areas. It is interesting to note

that some opinions, particularly in the east, (Quebec),
go even further ascribing exclusively to the planner
trained in the art of City Planning these and similar
jobs such as population prediction and road networks,

in addition to the task of coordinating the work of

the other specilalists, who may or may not have actual

6

planning training.

6 LaHaye, op.cit., p.31.
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This would tend to suggest that the design function
can be learned by any of the persons from these differ-
ent backgrounds and who receives planning training.

The architect, while of course being responsi-
ble for the design of individual structures in his tra-
ditional role, can make further important contributions
in the field of civic design. It should be understood
that clvic design is here used in its broadest sense,
in order to include such activities as public buildings,
commercial centers, major residential developments and
street scape. 1In fact, any grouping of buildings that
creates appreciable spaces, directly or indirectly,
would fall under the heading. It is now customary in
Canada to include also most work usually attributed to
the landscape architect, as this profession does not
exist in thils country as a distinct body.

Meanwhile, those aspects that may be of concern
to the environmental portion of the sociological make-
up of the community would be closely supervised and in-
terpreted by the sociologist, to ensure that the physi-
cal patterns will result in facilitating the type of
human relationship considered desirable. While the en-
gineer may be preocccupied with efficiency and modern

design, the architect with the aesthetic and imaginative
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aspects, the human factor is carefully balanced by
advice from the sociologist. The sociologist is perhaps
best qualified to ensure that the faillures, as exhib-
ited by early urban renewal projects, are not repeated.

Neither is the sociologist the only outside
member of the design group, to whom their work should
be submitted for scrutiny and comment. The economist
may have important opinions, particularly in the realm
of feasibility. Apart from the classical direction of
this field, dealing with distribution of economic activ-
ities and the study of markets, the field of finance
would be investigated, particularly with regard to mu-
nicipal budgets. Other areas are maturity of land for
development, land values, cost benefit studies and
taxation. Failure to deal successfully in these areas
will surely hinder the realization of a scheme. The
guestion of economics 1s, at least in the private sec-
tor, one of prime importance, as here only the profit
motive is the usuval incentive to action. Unless the
workings of private investment and land dealing, as
well as development, are understood, many powerful in-
direct tools for the encouragement and control of de-
velopment remain unused.

But in the area of public activity, the finan-
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cial side, although in a different manner, is equally
important. The works planned in the scheme, for the
execution by the municipality, will necessitate wise
fiscal planning in order to use most efficiently both
the taxing powers and the money market. Advice should
of necessity come with any plan, as few municipal coun-
c¢ils would be in a position to act wisely, without the
economist'!s professional contribution.

A truly thorough study of the urban area, in-
clﬁdes an evaluation of the operative legislation on
all levels of government. This is done in the form of
investigation and apprailsal, in the earlier stages of
the Planning Process. In order to reap the most benefit
of a plan, for the further development by way of the
scheme or plan prepared with the care outlined above,
it "must have teeth". That is, it must have the legal
strength to back up'the recommendations. This will, of
course, also be the final test, as in the legislative
process the population 1s more directly represented.

It is the council, in the case of the municipality, who
pass the by-laws and enact planning schemes.

The drafting of these by-laws, particularly
those relating to planning, is a highly technical mat-

ter. The correct intent of the law must be protected,

,\‘{'&‘ UNWER@/@,
LIBRARY
OF MANSTOBM




42

be it in a zoning by-law, an expropriation or a rede-
velopment. The plan, on both the social and the phys-
ical level, needs the power of implementation. This

is the field of the lawyer and political scientist,
drafting the sections in an airtight manner, while
remaining within the Jurisdictional area of the partic-
ular legislative body. It is not implied here that the
lawyer is a political scientist, but rather that he can
be considered more versed in the subject, than might

be possible for anyone with respect to law. Therefore
the more important contribution would come from the
field of law.

This area is the one which varies most widely
from nation to nation; within our own country, from
province to province; and in the United States, from
state to state. It is, of course, related to the con-
cept of government, and much will be sald with respect
to the Tools of Implementation of planning in Canada
in the next Chapter.

An organizational diagram, reflecting the in-
dividual purposes and processes of the fields of spe-
cialization, is presented in Figure IV. The inter-
lacing of activities is evident, particularly during

the evaluation of collected information. Here, the
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decision is made to assign proper proportion to the
various trends uncovered by the various specialist in-
vestigations. Apart from the general coordination of
a team, to ensure that all efforts are directed to a
common end, careful Jjudgement will be required by the
coordinator, during the evaluation phase. Once pri-
orities are assigned and the design is initiated, the
die is cast, at least with respect to the skeletal
framework of the final plan. Surveys do not produce
definite answers unless they are properly interpreted
and correlated. The Team here would work best in gen-
eral meetings chaired by the coordinator. Once past
this hurdle, the normal course of individual purpose
is once again followed and coordination simply ensures
that common aims are observed.

Having demonstrated the importance of at least
five major disciplines in the planning process, a note
of caution should be added. The specialists whose work
has been described form an elastic team. Projects re-
quiring the investigation of many more detailed varia-
bles, (such as the preparation of a regional development
plan for Montreal, for example), would force this team
to stretch to include not only more persons in each

field but also more fields. Thus a traffic specialist,
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a psychologist, a political scientist, a geologist and
a medical doctor may be found in this team. Similarly,
there will be areas where the volume and importance of
the work may not Justify more investment than the ef-
fort of an engineer and a geographer, and a certain
amount of compromise will have to be accepted. This
situation points out the advantage of employing a plan-
ning consultant for such smaller work. The consultant
presumably may be able to keep a complete Team occupied
at all times, spreading their activities over many urban
areas. The underlying concept here is that of teamwork,
realizing the limitation of each fileld, in order to
make planning something more than an exercise in civic

design.
THE UNFINISHED PLAN

Throughout this thesis, up to this point, ref-
erence was frequently made to a 'plan" or "scheme' or
"design for a development' or some such phrase denoting
a directive for implementing a physical design, as well
as other reforms and modifications in the social sphere.
While great pains were taken to show the many-sided
character of such a plan, no mention was made of its

fluid or impermanent nature. This was done for two
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reasons. First, while treating the other parts of the
subject the simplification served to illustrate the
matter more clearly; and second, this aspect is best
studied, after a clear notion of the agencies that go
into the making of such a plan.

The broad objectives, once set correctly, should
not require review except under special conditions,;
involving major unexpected factors. Similarly certain
principles fbr the carrying out of the plan may be
affected, but, generally, would remain the guides under
which all action would be reviewed. Within this firm
framework, there may be considered to be a somewhat
flexible infilling which, while meeting the general
conditions, will also be responsive to short term con-
ditions. Thus, detailed provisions controlling devel-
opment may need constant review in the light of new
data, the examination of past performance of similar
work, and possibly the changing political climate,7
In the preparation of a plan, the degree of detail to

which the planning is carried may in some cases under-

7 For a discussion of the process of change and infor-
mation feedback see Dakin J., "Thoughts on Theory-
Method in the Planning Process', Plan Canada, 1:3,

pp.133-143.
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mine the very spirit of the plan. In the unavoidable
criticism of the detailed solutions, the larger issues
may be completely lost sight of. It is therefore ad-
vantageous to formulate a skeletal framework, within
which the component members may be modified, without
losing the intent of the plan. The basic question of
"where we are going' would, ideally, always rest upper-
most in the minds of those carrying out any particular
task under the plan.

This matter 1is recognized in the enabling leg-
islation of most provinces, in that in many cases the
actual time period for the reexamination of a plan is
stated. This time 1is usually between three and five
vears. Meanwhile an awareness of the living character
of the plan should not preclude revision of details at
other times.

The aim of the Planning Team to produce a finite
plan is then seen to be rather more theoretical than
real. The plan, and particularly the main principles,
serve as a backdrop for the dally administrative deci-
sions, and for the formation of short term policy. The
participation of the public and organized public bodies,
in the original work of the plan, may , however, re-

guire some sort of publication, to act as a physical
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symbol of the reality of the undertaking. The most
recent version can be published, as long as the living
and fluid character of the plan is emphasized, to avoid
embarassment to the planners and the officials at a
later date, when new conditions may have forced certain
revisions. Needless to say, such plans will not con-
sist solely of graphic representations of future pat-
terns, but also the supporting material contributed by
the different disciplines of the Team. 1In this manner,

the true complexity can be indicated and explained.
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ASPECTS OF ADMINISTRATIVE THEORY

From the discussion in the previous chapters it
will be apparent that planning includes coordination of
various activities. This is true both of the technical
aspect, and in the area of municipal government and the
total sphere of activity, public and private. This coor-
dination is necessary for two reasons. First, 1t elimi-
nates waste effort on the part of different organizations
and bodies engaged in worthwhile activities, but working
either unaware of others seeking similar ends, or per-
haps consciously attempting to outmanoeuver another or-
ganization for want of other means to secure results.
Second, by increasing the interdepartmental cross-consul-
tation of any administrative body, it will greatly reduce
the necessity of a strictly hierarchial structure, where
many insignificant details must be decided from the "top",
by tedious procedure, for lack of other sources of evalu-
ation.?!

Apart from the organized manner of coordinating
activities, following a type of organizational diagram,

there can be indirect coordination in the form of common

1 For the various types of coordination see Urwick L.,
"Organization as a Technical Problem”, in Papers on the
Science of Administration, L.Gulick and L.Urwick ed.,
New York Institute of Public Administration, Columbia
University, 1937, pp.49-88.
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ideals or aims.2 Thus before the planner has entered a
municipality for the first time, the area must have been
organized in some manner. The partial successes of at
least some of the works executed in this "unplanned'" com-
munity point to a measure of common ideals. The local
school board, park commission and transit authority for
example, although not under the same head, may have made
attempts to fit their work into a common whole, real-
izing that at least a basic amount of cooperation must

be shown to achieve any results at all. With such unoffi-
cial action naturally goes a lot of waste effort, not to
mention the frayed nerves it may produce; while the at-
tempts to iron out problems are made in the absence of an
cfficial framework requiring respect for certain rules
and regulations.

. While the benefits and advantages of coordination
may be quite apparent, mention must be made of the inher-
ent limitations. Two types of limitations exist. These are
the technical limitations, and those concerned with the
political attitude of.the people and thelr doctrine of
government. Experiments in complete coordination have been
made in the past in certain states with totalitarian regimes.
It has become apparent that the complete control and co-

ordination of all facets of life, including production,

2 Qulick, op.cit., p.38.



51

consumption, education etc. into one unified and su-
perbly efficient system are not entirely possible.

If this statement is reduced somewhat and applied to
the urban scale, only the scale is actually reduced;
the number of variables remains overwhelmingly high.
BEven on this scale, only a relative efficiency and
improvement over the socalled "unplanned" municipality
can ever be attained. The limiting factors appear to
be lack of certainty about the future, the lack of
knowledge and skill to carry out the task, and finally,
the lack of administrative personnel and expertness

to carry out the schemes, once provision were made

for them.

On the political slide there is a somewhat less
rigid line of demarcation. While certain activities
of the government in England are accepted by the popu-
lation as good and necessary, simllar measures would be
considered socialist and restricting by the Canadian
people, and are not yet feasible here,3 In effect plan-
ning carries with it a reduction of personal freedom,
especially with respect to the use of real property.
This much must be admitted, and no discussion can :

commence unless this fundamental fact is understood.

3 The construction of New Towns by government agencies
for example.
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As members of a society, individuals should be prepared
to give up a certain amount of their freedom in order
to partake of the many benefits a planned community
offers.

The general feeling of unrestricted action will
manifest itself also, in a different way, in the many
ad-~-hoc bodies that would effectively have to be coor-
dinated in a planning scheme. The resistance to loss
of autonomy goes all the way up to the municipal council
itself. A look at the planning legislation described
below will disclose that in many provinces there 1is a
substantial reduction in municipal autonomy possible
if the exact letter of the statute were followed.

But before examining the planning acts of the
different provinces, one further observation concerning
the place of planning in the administrative arm of
government should be made. Like other relatively new
activities introduced into the local government field
(sewage collection, police duties, transit), planning
seemed to follow the recognlzed pattern of transition
from private to public control. It passed through the
stages of informal groups advocating the activity and
doing some preliminary work; then was succeeded by the

commission with little or no authority having an advi-
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sory function; and finally was integrated into the
municipal government framework, in fact becoming a
department of the administration.“ In this development
both time, and the relative size of the unit considered,
play an important role. Thus in the case of a small
municipality (say 20,000 pop.) evolution would take
longer and a commisgsion might be quite effective.
Private associations, pressure groups, vigorous
individuals and officials of civiec groups play an im-
portant part in persuading government to undertake
new services. In this context planning is no exception,
and the history of development and official recognition
of planning in Canada bears testimony to this theory.5
One might go even further and suggest that government
activity is in essence as dynamic as the plan discussed
earlier, and an arrangement accomodating planning in
the form of provincial planning laws may, while being
satisfactory for the present, need revision when new

6

attitudes or new problems are discovered.

I Gulick calls it "the aceretion of functions”, op.cit.,
p.41.

5 Early issues of the Journal of the Town Planning
Institute of Canada (1915-1923), report the enthu-
siastic but vain efforts of such groups.

6 Frequent revision of planning legislation is desirable
and not a sign of faulty acts.
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This latter sentiment might be tempered by the
fact that the government, on any level, is perhaps the
slowest to change, as people are bound to regard with
reverence the traditional forms, even when these are
not giving the best service possible. These are, then,
the limitations in the light of which the presently
existing structure of planning legislation In the Cana-

dian Provinces will be described.

THE STRUCTURE OF ENABLING LEGISLATION IN CANADA

Through the British North America Act, the power
to administer matters of a local nature was given to
the provincial governments. The provinces, in turn, to
provide for the administration of these matters, dele-
gated certain powers to local units or municipalities.
These are the basic units of self-government on the
local level and derive all their power from the provin-
cial statutes in the form of enabling legislation, inso-
far as the provincial governments themselves have the
power to delegate in certain fields as outlined in the
BNA Act.

The municipality as a corporation thus also
obtained the right to planning activity, which of course

in the most basic sense covers matters of local importance.
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That the division line may not be apparent in all cases,
as for example in housing policy, which is surely more
than local in nature, cannot be taken up here. This
type of problem requires extended study in itself and
will no doubt become the next major development in plan-
ning, when regional and national planning reaches a
more mature stage in Canada.

To date all provinces except Quebec have passed
some sort of planning act, giving to the munlcipalities
this power on a voluntary basis. The term, enabling
legislation, is therefore appropriately employed. Quebec
municipalities, although not operating under a planning
act as such, may nevertheless avail themselves of certain
powers outlined in the Municipal Code, and particularly
the Cities and Towns Aét, which give broad directives
and authority. They will be discussed in more detail
below.

There are certain common elements in these acts
which reflect both the original impetus and the arrange-
ments most workable under Canadian political conditions.
An interésting foundation to this discussion can be
provided by noting some of the principle points of the

Draft Town Planning Act, as prepared by the staff of the
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Federal Commission of Conservation,’ as early as 1916.5
This draft contained many of the ideas found in Canadian
planning legislation since, although many details were
modified, particularly those relating to compensation
and benefit payments, zoning and commission autonomy.
This Draft Act was intended to help the provincial
legislatures draw up their own acts, and was therefore
only a gulde, the federal government having no power

to pass such an act. In general, the Provincial Acts
passed since bear a striking resemblance to this initial
work. Collectively almost all of the original sugges-
tions can be found used.

Here are some of the malin topics handled.
Provision was made for the establishing of a provin-
cial body called the Central Board under the Department
of Municipal Affairs, which department itself did not
then exist in some of the Provinces. The board was to
be staffed by men skilled in town planning, and had the
power to advise on, approve, alter and confirm plans

submitted by the Local Boards.

7 Burland J.H. "A Town Planning Act for Canada"
Proceedings of the 6th National Conference on City
Planning, Toronto, May 1914, pp.133-140.

8 The Commission no longer exists. An early advisor was

Thomas Adams who describes its public relation functions

in "The Beginnings of Town Planning in Canada', Pro-

ceedings of the 8th National Conference on City Planning,

Cleveland, June 1916, pp.222-241.
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These Local Boards were autonomous municipal
bodies, and were to have a commissioner skilled in town
planning and advised preferably by the local doctors,
engineers, architects and businessmen. The board had
the power to require special taxes to pay for theilr
plans and their transactions involved in expropriation,
subdivision approval and arbitration. Members were
to be paid, and a term of two years was stipulated.

The council, although involved by granting the money
had little to say with regard to planning. This fea-
ture was perhaps the worst, for, even today, such an
abridgement of council powers would be difficult to
defend. The control of the "purse strings" by the
council would certainly be a source of conflict.

From this Draft the following pattern emerged.
A provincial body supervises planning activity at the
local level. The local council is advised and aided by
a local commission who may also produce the plan. Thus
representation and local initiative is assured. The
commission, in preparing the plan, has recourse to ex-
pert help in the form of contracted or retained con-
sultants, or, for a large enough city, a permanent plan-
ning staff. Throughout the process of preparation or

alteration of plans, the public is informed of inten-
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as Alberta, Nova Scotia and New Brunswick.

The organization of the central planning bodies
is quite varied. While at least two Provinces have
professional planning services, (Manitoba, Saskatchewan),
offering a planning service to the municipalities, most
others have provincial boards made up mainly of part-
time members (often ministers), appointed by the lieu-
tenant-governor in council., In British Columbia no spe-
cial body is designated and the Department of Municipal
Affairs deals with planning through the minister.

Quebec is a special case: there is no control from above,

Tocally an advisory body is usually appointed
by the local council. These bodies are referred to as
the Town Planning Commission, the Advisory Planning
Commission, the Town Planning Board, the Municipal Plan-
ning Commission etc. In the various provinces, most of
these are corporate bodies, with their budgets supplied
by the local council. 1In British Columbia, the local
council may freely assign the functions to the local
commission and this could include using the body as an
advisory board only.

Again, in Quebec, no provision is made for a
local planning body. Newfoundland, while now having
a planning act (Urban and Rural Planning Act 1965),

leaves all functions to the local council also. Mani-
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toba provides for a commission or other authority des-
ignated by the council which is to act as a go-between
to advise and assist the Provincial Planning Service in
prevaring the scheme. In all cases the commissions are
dependent on the local counclls and act on its request.
The terms of office are usually three years (P.E.TI.
calls for six years while in N.B. the time is at the
pleasure of the council) for each member and include
arrangements for overlapping terms to assure a measure
of continuity. The members include local councilors
but they must not exceed half of the membership. In
some cases the mayor is an ex officio member (P.E.I,
N.S., Ont.). While in Prince Edward Island the com-
missions are paid, in the other provinces the service
on these public bodies 1s essentially considered a
public duty and only direct expenses are reimbursed.
The validity of this concept is open to discussion.

It will be noted that British Columbia, Saskat-
chewan, Ontario and New Brunswick all make provision for
a local appeal board, dealing primarily with zoning ques-
tions. In British Columbia and New Brunswick these local
bodies have the final decision, except of course in mat-
ters involving a Jjurisdictional issue. Furthermore

Saskatchewan provides for a Technical Planning Board whose
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principal function is coordination of the municipal
departments. As has been suggested this is one of the
important administrative functions.

The most powerful local body 1s the local coun-
cil. Planning legislation in all provinces provides
that this body make the initial move to decide to plan.
However, in at least three provinces, the minister or
the provincial planning body as the case may be, can
require the preparation of a plan. This clause applies
in Nova Scbtia, New Brunswick and Alberta.

Once the councils have committed themselves to
planning activity, there are certain limitations in
the acts. All action must be supported by public meet-
ings and notices, and objections must be heard in the
course of preparing and adopting plans. Furthermore,
the councils are commikted to respect the provision of
their plans in the executlion of public works programs;
but while the intent of the plan must be respected in
the work actually performed, the provisions of the plan
do not commit a local authority to execute all or any
of the projects. The private interests are kept in
check by zoning, subdivision control, thoroughfare
plans, and public holdings. It is evident, however,

that positive implementation of planned improvements can
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only be secured in the area directly administered by

the municipality. The execution of other projects
according to a plan can be hoped for only by persuasion,
and other indirect controls.

The reader is reminded that there are a number
of different types of local government organizations
throughout Canada. The mayor-council and city manager
systems are predominant in the east. In the west, the
commigsion and the bocard of commissioner system is used
in some provinces. The executive committee or cabinet
system is employed in the nation's largest city (Montreal),
and is rather a special case. While these differences
may influence relationships between planners and elected
officials, they do not affect the sum total of the
powefs issuing from the local city hall, with respect
to this discussion.

The individual citizens are by no means slighted
in any of the acts. The right to be notified of intended
action, the right to object and the right to final appeal
are included, in different forms, In all acts. The pri-
vate individual limits his participation in the planning
process only by choice and indifference, and will usually
only be moved to action when his own private rights or
property are directly at stake. This lack of interest
is a result of the lack of public education carried out.
Planning is little understood even by some planning com-

missions, and much work in this direction 1s needed.
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Some acts stipulate that interest should be fostered
but there is little evidence of organized campaigns
except in the larger cities. That this is a very old
problem can be gathered by reading some early Canadian
planning publications.9

Bélow follow ten skeletal outlines, showing
some of the main organizational aspects of the plan-
ning legislation in the provinces. The Planning acts
do cover matters directly related to planning, and are
usually overriding with respect to conflicting legis-
lation. However indirectly, powers available to plan-
ning activity are also contailned in legislation deal-
ing with housing, bullding regulations, welfare and
local administration in the provinces. Where special
city charters exist, these often make provision for

zoning and planning.

9 For example: Cauchon Noulan, "The Legislative Aspects
of Town Planning in Canada", Journal of the Town
Planning Institute of Canada, 7:1, Feb. 1928 p.4,
contalning a plea for education of the publlic and
for more planning staff.
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NEWFOUNDLAND: The Urban and Rural Planning Act 1965.10

THE MINISTER
Amends, approves or denies approval on all
plans.

CENTRAL PLANNING BODIES
The Provinecial Planning Board: Composed of
fifteen members including representatives from
relevant departments. Conduct studies, hear
appeals on Jurisdictional matters- assist mu-
nicipalities in planning matters.

Commissioner of Appeals: Appointed by the min-
ister to hear claims of individuals affected
on matters connected with a plan.

LOCAIL PLANNING BODIES:
No special bodies- Council has plan done.

THE LOCAL COUNCIL
The council may decide to have a Municipal Plan
prepared under the direction of a qualified
planner, which should be completed in two years.
It is to cover a ten year period- Adopted upon
advice by the Provincial Board- then notices to
public.

THE CITIZENS
May make appeals to the Commissioner appointed
by the Minister.

OTHER DETAILS
Provincial Planning Board may prepare a Regional
Plan which has overriding effect.
There are provisions for Jjoint planning by more
than one municipality or other areas.
Specific provisions made for the preservation of
natural beauty, scenlic roads etec. under the
Provincial Board.

10 S.N., No 28, 1965.
In this and subsequent footnotes "S.'" stands for
Statutes, "R.S." for Revised Statutes and "N." (or
as the case may be) for the province in question.
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PRINCE EDWARD ISLAND: The Town Planning Act.ll

THE MINISTER
Involved primarily in unicorporated areas where
he takes the initiative.

CENTRAL PLANNING BODY
The Provincial Board: Approves plans.

LOCAL PLANNING BODY
The Planning Board: A body corporate, paid by
a council approved budget. Are to hold public
meetings, advise, do estimates and prepare
the Official Plan, on request by council.

THE LOCAL COUNCIL
Appoints Planning Board and adopts plan by
by-law.

THE CITIZENS
Have recourse to public hearings before and
after the adoption of the plan.

OTHER DETAILS
There are also provisions for planning in
unincorporated areas and for regional plans.
The actual procedures for appeals are not
outlined. Some of the larger towns have
zoning powers under their incorporating acts.

11 R s.PéE.I. 1951, S.P.E.I.'53, '54,155,158,159,160,
161, .

6
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NOVA SCOTIA: The Town Planning Act.1®

THE MINISTER
Approves plans and zoning by-laws, receives
coplies of written objections by individuals.

CENTRAL PLANNING BODY
There is no special body designated under the
Act.

LOCAL PLANNING BODY
The Town Planning Board: Study, advise, zone,
approve subdivisions and prepare the O0fficial
Town Plan. May engage consultants. Also
handle changes and modifications.

THE LOCAL COUNCIL
Creates the Town Planning Board- adopts the
plan by by-law, hears appeals in zonlng mat-
ters, must refer certain matters for study to
the board.

THE CITIZENS
Notices are sent out re plan, appeals may be
made in writing and must be considered by
council, who forward copies to Minister along
with request for approval of plan.

OTHER DETAILS
Minister is final authority in planning and
zoning matters. Minister may require certain
areas or municipalities to be planned.

12 R.S.N.S. 1954 Ch.292, S.N.S.!'56,%60, 64,165,
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NEW BRUNSWICK: The Town Planning Act.l3

THE MINISTER
Not directly involved.

CENTRAL PLANNING BODY
The Provincial Planning Board: Has the following
special functions: stimulate interest in planning,
preserve amenity, assist municipalities with hous-
ing standards, approve subdivisions. May also re-
guire planning or act directly.

LOCAL PLANNING BODY
The Town Planning Commission: Appointed by coun-
cil to prepare the Official Plan designated the
Official Town Plan; also zone, advise and hold
public meetings and do public relations work with
respect to planning. May use consultants. Act only
on request of local council.

Zoning Appeal Board: Appointd by council; has
final say in zoning appeals.

THE LOCAL COUNCIL
Adopts and varies plan by by-law, has final
powers. Appoints Town Planning Commission and
Zoning Appeals Board.

THE CITIZENS
Can inspect the plan upon notice and file,in
writing, any objections. In zoning matters, may
appeal to the Zoning Appeal Board.

OTHER DETAILS
Note that the Provincial Planning Board may,
under certain conditions, require planning.
The provincial body, however, concerns itself
with wider aims such as control of land sales in
subdivisions, aesthetics of the countryside; it
may do studies in housing and check performance
under adopted plans.

13 R.S.N.B. 1952 Ch.233, S.N.B. 154,155,156, '57.
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QUEBEC: No Planning Act. Ll

THE MINISTER
Not involved directly in planning matters,
except as under the Municipal Code with respect
to financial practices of municipalities.

CENTRAL PLANNING BODY
Provincial Town Planning Commission:15 Advice on
planning to the Minister, draft of planning act.
Town Planning Service: Technical aid to munici-
palities requesting it. As yet these bodies have
no direct powers.

TLOCAL PLANNING BODY
There is no provision for the establishing of
a board or commission. All responsibility
rests with the municipal council.

THE LOCAL COUNCIL
According to powers given recently in the Cities
and Towns Act, may order the preparation of a
Master Plan, may control subdivision, require the
donation of land for parks. Can pass nuisance
by-laws, and plan with respect to streets, public
squares, and otherwise "embellish" the city. In
general may pass by-laws for the "improvement" of
the municipality.

THE CITIZENS
Public may approve the plan or seek a vote; at a
public meeting six electors can request a vote.

OTHER DETATILS
The municipality may also regulate trade and in-
dustry, and make building by-laws as well as space
requirements under health and welfare regulations.

14 The Cities and Towns Act, however, does make reference
to a "Master Plan", followed by a few enabling clauses.
R.S.Q. 1964 Ch.193, (Cities and Towns Act).

15 Quebec Yearbook 1963, published by the Quebec Provincial
Government.
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ONTARIO: The Planning Act 10

THE MINISTER
Refers plans to other departments, then
approves plan.

CENTRAL PLANNING BODIES
The Municipal Board: Final say on all appeals.

LOCAL PLANNING BODIES
The Planning Board: A body corporate with some
council members (less than half)- to prepare
review and modify an official plan with
professional assistance. Hold public meetings.

The Committee of Adjustment: A body to conduct
public hearings with a view to keeping the
intent#fthe plan. The members are paild.

THE LOCAL COUNCIL
Appoints Planning Board, Committee of Ad justment
(latter appointments are reviewed by Minister).
Adopts plan by by-law and submits to Minister
for approval.

THE CITIZENS
Hearings by the Committee of Adjustment: these
can be appealed and Municipal Board has final
decision.

OTHER DETAILS
Areas not organized as municipalities can also
be accomodated.- Joint planning requires the
Minister's approval and he defines the area.

16 R.S.0., 1960 Ch.296, S.0.'61,'62.
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MANTTOBA: The Planning Act.t!

THE MINISTER
Authorizes in writing the preparation and the
approval of planning schemes.

CENTRAL PLANNING BODIES
Provincial Planning Service: A professional
planning office with a director and staff, -
provides plans to municipalities under
contract.

The Municipal Board: Has final decision on all
objections.

LOCAL PLANNING BODIES
Advisory Planning Commission: May be appointed
after municipality enters planning contract.
Less than half to be council members. Advise
in the preparation of the Planning Scheme.

THE LOCAL COUNCIL
May enter into contract with Provincial
Service by by-law, a five year paid contract-
may appoint advisory planning commission or
other authority as a contact- may also provide
a special body to carry out scheme.

THE CITIZENS
May use meetings and appeals- may apply to
Minister for permission to prepare scheme-
ob jections to Municipal Board- under certain
conditions are subject to compensation or
benefit clause.

OTHER DETAILS
Planning Service may act as consultant to
government departments. No particular pro-
visions for regional planning are made.

17 S.M. 1964 Ch.39, S.M.'65.
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SASKATCHEWAN: The Community Planning Act of 1957.18

THE MINISTER
Approves and evaluates schemes- may extend
effective area of a scheme beyond a munici-
pality.

CENTRAL PLANNING BODIES
The Director of Community Planning with Staff
do general research and reports, may plan for
municipalities on contract, also for any other
person.

The Provincial Planning Appeals Board: Planning
Director is its secretary, it is a quasi-judicial
body, hears appeals.

LOCAL PIANNING BODIES
The Community Planning Commission: does research
maps, meetings, prepares the Community Planning
Scheme, with professional help, checks subdivisions.

The Technical Planning Board: Consists of council
members, solicitor, engineer, planner etec,- co-
ordinates departments and advises council.

Board of Zoning Appeal: Arbitration of zoning
matters (not final).

THE LOCAL COUNCIL
May appoint Community Planning Commission and
Technical Planning Board. Adopts schemes by
by-law; these come into force after approval
by the Minister. Revised every five years.,

THE CITIZENS
Have recourse to public meetings, written
objections and appeals.

OTHER DETAILS
Detailed provisions for interim development
control, particular provisions for the re-
plotting of subdivisions. Minister upon
consultation with councils has wide powers
re conservation, water, natural beauty,
historic sites and new towns.

18 8.S. 1957 Ch..48.
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ALBERTA: Planning Act (1963).19

THE MINISTER
Approves the General Plan. May also order
plans to be prepared or executed.

CENTRAL PLANNING BODY
Provincial Planning Board: has a Director who
is a planner, may hear appeals and declde lssues.
Has final say except on jurisdictional matters.
May do research and give grants for planning.
As quasi judicial body has the right to conduct
inquiries.

IOCAL PLANNING BODY
The Municipal Planning Commission: one half to
be city officials, may coordinate departments,
advise, make General Plan, control subdivision
and use it as a timing device. Must use
qualified personnel and review plan every five
years.

THE LOCAL COUNCIL
Establishes Municipal Planning Commission,
adopts General Plan after hearings.

THE CITIZENS
Are informed by notices, can attend hearings,
may appeal to Provincial Board.

OTHER DETAILS
Regional Commissions can be appointed by the
Provincial Board with or without the request
of member councils, and are to have represen-
tatives from the Provincial Board. The Minister
can order plan to be prepared or executed.

19 S.A.1963 Ch.43, S.A,164,
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BRITISH COLUMBIA: Municipal Act, Section on Community
Planning.=20

THE MINISTER
The Minister upon request from a municipal
council may assist in planning. The Lieutenant
Governor in Council approves the Officilal
Community Plan.

THE CENTRAL PLANNING BODY
The Department of Municipal Affairs: inasmuch
as the Minister may be involved in dealing with
planning matters on request.

IOCAL PLANNING BODIES
Advisory Planning Commission: To advise council
on matters referred to the Commission by the
council,
Zoning Board of Appeal: Has final say in zoning
matters.

THE LOCAL COUNCIL
Passes by-law to have Official Community Plan
prepared and revised. Plan becomes officilal
when approved by Lt. Governor in Council.
Local council may pass zoning by-laws after
hearings.

THE CITIZEN
Has recourse to hearings and zoning appeals.

OTHER DETATLS
For regional planning the Lt. Governor in
Council may, upon request of municipalities,
declare an area under a regional plan and may
" include unincorporated territory.

20 R.S.B.C. 1960 Part 21, Sec.694-723.



CHEAPTER
A NATION

e
-

OCPINTION




5

THE QUESTIONNAIRE

To gain an idea of the general attitude to
and awareness of planning across Canada, the writer
undertook to conduct an opinion poll of persons direct-
ly involved in planning, connected in planning through
government or private enterprise, or aware of planning
because of academic background or activity. This opin-
ion poll was conducted by mail. One hundred and thirty
questionnaires were sent out, more or less covering the
entire nation, and distributed approximately in relation
to the population of the various provinces. The tech-
nique used was that of a disproportionate stratified
sample, assuring a degree of homogeneity. Under these
circumstances the minimum representative group would
be between five and ten members.1 Five distinect groups
of informants included elected officials, appointed
civil servants, private developers, private planning
consultants and selected professionals. This latter
group consisted mainly of university professors whose
disciplines were related to the multi-discipline field
of planning.

The mail questionnaire was decided upon because

of limited time and funds available. For a general

1 Parten Mildred, Surveys Polls and Samples, Harper and
Brothers, New York 1950, p.290.
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measure of opinion in the Urban Planning field, it was
considered adeguate. Although the mall guestionnaire

is considered by some to have the dlsadvantage of a
built-in bias, in that only certain people with certain
common characteristics bother to answer, this limitation
becomes less serious as the homogenity of the sample
increases, and as the rate of return increases.? From
the returns it would seem that the course of action
taken was Jjustified and leaves little distortion from
this source.

The questionnaire best suited to answering by
mail, without requiring too much time on the part of
the respondent, is the mutiple cholce type. It is
particularly suited for material with which the inform-
ant 1s familiar and which requires little in the way
of definition of terms.3 It was imperative, because of
the small number of questionnaires sent out, that a
high rate of return be encouraged. By imposing as 1little
as possible on the time of the busy men surveyed, and
by enclosing a self-addressed as well as stamped enve-
lope and a letter of transmittal outlining the purpose,

a return of elighty-five questionnaires was achileved.

2 Parten, op.cit., pp.l157-245.

3 Payne Stanley L., The Art of Asking Questions, Princeton
University Press, 1951, pp.75-99.
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For this type of survey, this is a rather remarkable
figure, and is in itsélf an indication of the inter-
est these people have in the field.

Since the questionnaire was anonymous no fol-
low-up system was used, although even with an anonymous
questionnaire various methods of checking response
could have been used.u In view of the satisfactory re-
turn this proved unneccessary. Some reasons for non-
response can be traced to: (a) change of position,
particularly in the case of elected officials whose
names were of necessity drawn ffom dated lists, (b)
change of address, in the case of members of profes-
sional institutes whose lists again may have been dated,
(¢) persons ill or temporarily away, (d) people to whom
the questionnaire did not appeal (e) other reasons in-
cluding a number of recipilents to whom the subject
matter aid not apply.

After a number of revisions, a draft of the
proposed questionnaire was discussed with fellow stu-
dents and the department head. Lack of time, however,
precluded pretesting of the questionnaire on a selected
group of people. Certain phrasing was modified and,
furthermore, an invitation to comment at length on any

matter of interest on the subject was included. Fron

4 Some ingenuous ideas are presented in Parten, op.cit.,
p.400.
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this provision some lengthy replies resulted, which
shed considerable light on certain issues. Permission
to quote from these comments was obtained and some are
reviewed below.

The preparation of questionnaires requires
careful analysis, and time spent in ironing out dif-
ficulties as well as in pleasant physical design was
well worthwhile. In the light of some of the returns
and comments, however, certain changes in the questions
might have provided even more useful data. The present
guestionnaire attempted only to investigate the general
feeling on the subject and to relate theory to reality.
It was considered to yield the information originally
sought. Others conducting surveys and polls report
that there are always a number of returns that may be
unfavourable or refusals, and the writer found that
this questionnaire was no exception. However, only
four persons refused to answer but took the trouble to
say why, and there were five replies partially completed
because of claimed ambiguilty in certalin questions.5
Two replies were entirely in paragraph form and yielded
considerable additional information.

The questions were deliberateley intermixed so

5 However, their information was used where possible.
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as to trigger a response without conditioning the an-
3wer by a previous one. Four areas were explored in
eighteen questions.6 Questions 1., 2., 4., 5., 6., 9.,
12., 13., and 14., cover the planning process. Ques-
tions 3., 7., 8., and 18., refer to education for plan-
ning. Questions 10., and 15., refer to planning legis-
lation, and questions 11., 16., and 17., are of a gen-
eral type. In each case the word "planning'" referred

to urban planning, as mentioned in the letter.

While the respondents themselves were asked to
identify the group to which they belong (the question-
naire being anonymous), further breakdowns were attempt-
ed according to geographical characteristics. Thus, all
the provinces were recorded separately and, similarly,
five regions were established. These consisted of the
Atlantic Region (Nfdl., P,E.I., N.B., N.S.), Quebec,
Ontario, the Prairie Provinces (Man., Sask., Alta.) and
British Columbia.7 An examination was made to identify
any regional tendencies in the replies. The discussion
of the results is made under the general topics already

outiined.

6 The questionnaire and the letter of transmittal are found
in Appendix A,

7 Regions 1, 2, 3, 4, and 5, respectively.
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DISCUSSION OF FINDINGS

8

The Planning Process:” Planning is essentially a

public funection. With one exception everyone agreed on this.
Whether or not private consultants should be involved was
a debatable point. Over two thirds of the replies were
affirmative, and some indicated that this was the only
way a small community could hope to get a decent plan.
Some of the negative responses indicated that the continu-
ity is lost and hence consultants were not desirable,un-
less provision is made to retain services for continued
opinions, or to make arrangements to train local planners
along with the preparation of the first plan. This was the
basic intention of the question and unqualified replies
were Jjudged along this line.

Along the lines of policy decisions (Question 4.),
the majority agree (over 2/3) that this is the responsi-
bility of the elected officials. An unusual concentration
of diverging opinion was observed in Quebec replies, where
it was felt that specialists should decide policy. A gen-
eral lack of confidence in the ability of elected officials,
or their concern for short term considerations, may be one
explanation. In this case, to preserve the democratic form,
a change in the term of offlce and in the selection of

candidates might be a way to secure the desired result,

rather than the suggestion of a technocratic approach.

8 Tabulations of all results are found in Appendix B.
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One informant puts it this way:

"Obviously in our form of Government, decisions

are made by elected members of Council, but

they can be advised forcefully by Planners." 9
However, when considering a community within a regional
network, a considerable number of policy decisions may
come from outside the municipal boundary.

The next thought on this theme was accepted by
a four-fifths majority, agreeing that planning should be
performed within the (municipal) government. This ques-
tion was intended to counter the thought presented with
respect to private consultants, and served to emphasize
the idea that consultants are essentially specialists
available to small communities, or to larger centers,
when solving special problems. The true place of planning
in the administrative function of government is thus also
acknowledged. A concise opinion was voiced as follows:

"Urban planning is essentially the view of many

specialists regarding the physical aspect of

the community environment, and as stated in

(question) 4, above, the advice of many depart-

ments of government must be obtained, integrated

at the planning level and submitted to the

elected representatives. The isolation of the

planning function from other departments of

government is, in my opinion, a contradiction

of the basic purpose of planning."

In Question 6. two thirds of the replies showed

9 Quoted from notes returned with the questionnaire by
A. Greaves, AMTPIC., by permission.

10 Quoted from notes returned with the questionnaire by
D. Cole, MTPIC., City Commissioner, Red Deer, Alta.,
by permission.
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planners making planning decisions. Those selecting
officials as making'the most useful planning decisions
were predominantly the officials themselves, an indica-
tion that the work of planners is still often misunder-
stood by those in authority. Short comments on some of
the replies referred to planners as "impractical' at
times.

That planners with experts should direct plan-
ning activity (Question 9.) was not as readily accepted
by all. The opinions split about half and half between
the above and "a group of planners and elected officials'.
It may be argued that the question was not clearly worded
as to intent, and both of these answers could be consid-
ered. First, as intended, the statement meant to show
that the technical work should be left to the planners,
without the political meddling in detail that haunts many
planning offices. On the other hand, if the second phrase
was chosen, it may indicate a concern for the participa-
tion of the elected officials in the whole process, as
decision makers, much as outlined in the preceeding quo-
tations.

The final questions dealing with the Planning
Process, were intended to explore the master plan, or as
referred to previously, "the plan". It seemed that there

was no clear concept as to the meaning of "master plan'.
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A definition might profitably have preceded these ques-
tions (12., 13., 14.,). ©Nevertheless, a large proportion
of informants selected "unforeseeable external factors"
as the main reason for modifying plans, indirectly ac-
cepting the theory that such plans are of necessity fluid
and "living". This sums it up:
"Planning is a dynamic process; a master
plan is a broad general gulde; thus minor
changes should be made continuously; major
areas (should be changed) infrequently; there
is no one cause for such changes."l
It may be construed that Canadian opinion flows along

with the theoretical ideas advocated, but these are at

least one step ahead.

Some Legal Aspects: The implementation of plans

depends heavily on the existing legal machinery. How-
ever, in a questionnaire of this type, it was not pos-
sible to do more than skim the surface. Accordingly
the matter of zoning and planning legislation was dealt
with only in a general form.

Zoning has limited application, being particu-
larly effective in small communities or districts, with
less concentrated land use problems. Question 10. ex-

plored the confidence in zoning as practiced at present,.

11 Quoted from a letter returned with the questionnaire
by W.E. Graham, Director of Planning, Vancouver B.C.,
by permission.
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Majority opinion (3/5) agreed that there was a limita-
tion to the size of project (or complexity), that could
be controlled effectively by conventional methods.
Quebec replies show this attitude almost unanimously.
Ontario replies show somewhat more confidence. Advanced
by-laws permit minor variations, allowing imaginative
development within the intent of the by-law. The lengthy
guotation following below illustrates the precarious
balance that must be maintained, should other forms of
control be developed. As groups, elected officilals and
appointed civil servants (usually administrative planners)
showed considerable confidence in conventional zoning.
A degree of sophistication 1s possible in well written
zoning by-laws. These are perhaps less conventional.
The matter is, in a way circumstantial.

"Zoning as administrative control can be

good or bad; Vancouver's Zoning By-law

is designed to facilitate good control

over large schemes and can be considered

quite effective." 12
Zoning does have its disadvantages. Lack of imaginative
development, discouraged by uniform application of rules,

is most evident on this continent. What other, more

advanced, forms of control might entail is well stated

12 W.E. Graham, source cited.
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in this detailed opinion:

"The alternative, however, in its extreme,
is to judge every application on its merits.
The question isg- who is the judge? If the
elected officials are to judge the merits
of a particular kind of development, they
are constantly being placed in a difficult
if not impossible situation in that they
have to decide on matters of aesthetics,
designs, etc., where it may be argued that
these are matters of opinion. I would
believe that generally where developments
are decided on their merit a lower standard
of development is obtained than would be
the case where rigid zoning by-laws apply.
Alternatively, the judge may be a group of
experts, or a combination of experts and
elected officials. They will only do theilr
work well if they are relatively far removed
from the political arena, and of course
this means that vital decislions regarding
development are not being made by those
answerable directly to the public. Sooner
or later decisions will be made with which
the elected officials as a whole disagree
and they will demand that the decision
making return to the proper place, that

is to the elected officials. This is an
unresolved problem.'"1l3

An encouraging step may be to up-date zoning by-laws,

making full use of given powers. In a soclety with a

free land market other solutions seem as yet impractical.
In Chapter III the planning legislation in the

provinces was described. A simple evaluative question

(15.) was asked, with regard to overall adequacy of

this legislation. Results indicated that in all prov-

inces except Quebec, the greater proportion of respond-

13 D.Cole, source cited.
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ents felt that powers were adequate. However, in Ontario,

New Brunswick and Nova Scotia there were enough answers
indicating inadequate legislation to warrant mention.
The provision for relatively easy varlation of zoning
regulations by local boards in Ontario could be one

unfavourable point, unless these are well supervised.

In New Brunswick, it will be remembered, local authorities

need no central approval of their plans. In Nova Scotia,

there is no provision for a special central planning
body.

Some replies contained the comment that, while

legislation was adequate, municipal officials often made

only limited use of their powers, because of lack of
understanding or for political reasons. The prairie
provinces, particularly Saskatchewan and Alberta, may
well have the best legislation. But it appears that,
aside from the province of Quebec, most acts, if used
to the fullest extent of their provisions, can be quite
effective. One returns to the problem of values at the
level of the electorate, and the principle of education
and persuasion rather than imposition.

Planning Education: Answers to questions Tes

8., and 18., show generally the image of the ideal plan-

ner, and consequently, the performance regquired of him
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in the areas surveyed. By asking the informants to choose
from a number of fields of university training (those
thought to be necessary to a planner), some insight is
gained, both with respect to the training of planners,

and the importance of this training in practice.

In question 7., thirteen fields of study were
listed, and space provided for "other'" to be filled in
if desired. Tabulation of the results indicates, in
order of most votes received, the following choices:
Economics, Architecture, Engineering, Socliology, Geog-
raphy, Business Administration, Law and Political Science
as the main selections. These all received over 25
votes (27%). Eight replies showed "other" fields, but
here no frequency seemed predominant. Surveying, Sta-
tistics, Social Psychology, Operational Research, Prop-
erty Appraisal and an official internship for planner
trainees were mentionned. The majority of these fields
are included in the original listings, if a broader
definition is allowed for. No appreciable variation
can be detected on a regional or group basis.

An interesting comparison can be made by con-
sidering the membership of the American Institute of

Planners. Undergraduate training, preceding postgraduate
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planning work, included the following filelds in order
of frequency of occurence: Architecture, Landscape
Architecture, Engineering, Geography, Sociology, Polit-
ical Science, Economics and other fields occuring with
considerably less frequency. The order is similar,
except for the position of Economics,14

Examination of a choice of the three most im-
portant fields, listed in order of importance (question
8.), yielded more interesting information. The five
fields most often listed in the first position, in de-
scending order of frequency were: Economics, Architecture,
Sociology, Engineering and Geography. Listed as second
in importance in order of frequency were: Engineering,
Architecture, Economics, Geography and Sociology. Last
were: Economics, Architecture, Engineering, Socilology
and Law. Almost as many respondents listed economics
first as did last. Similarly, Architecture is high on
the 1list for each choice. Engineering climbs to prom-
inence in the second choice, while Geography and Sociol-
ogy, surprisingly, are near the bottom. Law appears
last in the third choice only. No other fields were

chosen often enough to be included in the top three,

14 Faust C.L., An Analysis of Selected Characteristics of
the Membership of the American Institute of Planners,
Unpublished Master's Thesis, University of North Carolina,
1959, Appendix B.
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From the listings, all respondents, taken as
a whole, feel that Economics, Engineering and Archl-
tecture are of prime importance, in that order. A
large group also made the order: Architecture, Econom-
ics and Engineering. A minority listed Sociology, Eco-
nomics and Architecture. The choice is unexpected, and
might be explained by poihting to the pragmatic approach
to planning common in North America, and perhaps gaining
ground. To put Economics and Engineering so close to-
gether, and sociology in the background is an approach
that indicates different values from those that may
eventually secure the best environment.

The respondents when grouped according to their
activities showed marked differences in their choices.
Elected officials, as might be expected, listed Econom-
ics, Engineering and Architecture. Appointed officials,
in contrast, listed Architecture, Engineering, Sociology
and Economics (tied). The traditional area of conflict
is demonstrated. No particular direction is evident,
among the Private Developers, although Economics ranks
high. The Consultant Planners listed Sociology first,
no particular second, and Economics last, while the
Professional Group (mostly professors in fields related

to planning) list Economics, Architecture and no definite
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third choice.

There seemed to be definite regional difference,
with Quebec informants listing Architecture and Geography
high, while from British Columbia the order was Economics,
Engineering and Architecture. It may be far-fetched to
suggest that the cultural backgrounds are evident here;
however, the French are traditionally less numerical in
their approach to this problem, and further studies may
prove such suggestions. There are, of course, other
factors to influence the choice in this case. This quo-
tation from one of the letters, unfortunately anonymous,
summarizes as follows:

"The answer to this question will depend

upon the size of the community. 1In the

small to medium sized communities, a back-
ground in engineering or architecture is
extremely desirable and should be supported
by law and geography. As the size of the
community increases, other disciplines such
as business administration, political science,
sociology, psychology, geography and econo-
ics become increasingly more important, and
the need for a planning director to be an
expert in physical planning will decrease
where other physical planners are on staff,
where social problems increase and where
administration becomes a major function of the
staff director. In nearly all cases, plan-
ning support 1s required in the field of law
but the lawyer need not be on the planning
staff."15

15 Quoted from an anonymous reply to the questionnaire
by an Appointed Civil Servant, from Ottawa, Ont.
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The area of professional status was explored in Question
18. Over two thirds of the replies favoured a licensing
body. This could be an organization along the lines of
the preseﬁt provincial architectural and engineering
corporations. The Town Planning Institute of Canada

does fulfill this requirement in part, but a more close-
ly knit body may be of advantage to both sides concerned.16
A number of respondents raised the question of definition
as to what constitutes a planner. It may indeed be d4dif-
ficult to formulate entrance requirements to such cor-
porations. However, a few are already in existence and
the answers to this question indicate the trend may
continue.

General Topics: Question 11,, asked about plan-

ning for developers. Replies were fairly evenly divid-
ed: when planners are employed, it 1s for the short
term benifit if the projects are for sale (Subdivisions);
for long term success when a development corporation
intends to manage and run the estate (Flemingdon Park,
Toronto). Planning is universally accepted as neces-
sary (Question 16.), but the forces at work making plan-

ning advisable or necessary are not the same everywhere.

16 The struggle for identification and organization
with respect to the planning profession in the
United States is discussed in Faust L.C., op.cit.

pp. 6-8.
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Tn line with the choices made in Question 8., economic
forces are slightly stronger than social forces. It
may, for the time being, be easier to convince a council
of actual dollars saved, than of the additional satis-
faection in pleasant environment to be gained from plan-
ning. Good planning will attempt to secure both, and
the two areas, as many respondents pointed out, are not

really separable.
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CONCLUSIONS

The notions of Planning, the Planning Process and
the Implementation of Plans have been developed in this
thesis with particular reference to views of Canadlans
in this field. As such they may be taken to represent
theories current in the planning activity in Canada. It
is true that much is based upon work done by others in
other countries, particularly Britain and the United
States. This reflects a degree of dependence. While the
cultural heritage, for the most part, is derived from
Britain, the influence of a strong neighbour, sharing a
continent and similar geographic and climatic conditions,
cannot be discounted. Our approach to the democratic way
of planning is therefore often overshadowed by these di-
verse factors.

Our system of land tenure is a result of the
freedom from limitations sought by the pioneers. It is
not surprising that these early settlers sought to pro-
tect their hard earned earth by the most strenuous legal
measures. For a long time, the ownership of property,
and the privilege to use it at will, were considered
beyond question. In the 1light of such liberal attitudes,
planning had to overcome many very basic hurdles. Often
methods were advocated, or criticism made, without due
regard for the deeper reasons behind the alleged failures.

Tn order to solve a problem, all constituent parts and
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influences should be known, measured and allowed for.
Planning in depth cannot proceed on a ceteris paribus
basis. The lack of progress to date, and the result-
ing physical chaos, are as much a result of failure to
undertake planning, its place and function, as of the
system of values of the population.

If in a democracy the people receive what they
deserve, theirs is some of the burden. An immense task
of education, in humanist terms rather than in techni-
cal know-how (tools for earning a living but not for
discovering oneself and the world), is most pressing.
Evidently the efforts of a few planners who may be a-
ware of this will be mere pebbles on a beach. Stilll
education of the public is as much a duty and respon-
sibility as is the preparation of a decent plan.

Looking one step higher, to the officials re-
sponsible for action, another task of public relations
is at hand. It requires great tact and diplomacy to
continue to present suggestions and advice in the face
of misunderstanding, apathy and political concern. Yet
the only way to securing eventual implementation of even
the most obvious improvements is through this channel.

A minority of planners will always be fortunate

in dealing directly with major private developers. To
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these the Planning Process will not be quite as involv-
ed. But these men have perhaps an even greater respon-
sibility. They may act as educators in three dimensions.
Having the opportunity to see their work on the ground
with little delay, they possess a powerful weapon with
which to influence public opinion. A few of the de-
velopers have been rewarded by overwhelming acceptance
of their new designs. Many others are not daring enough.

The poll of opinions showed a surprising amount
of agreement on most issues treated in the first three
Chapters. There is an encouraging evidence that the gap
between theory and practice is closing. While the the-
orists tend to become more realistic, the public taste
becomes more sophisticated, and the different levels of
government become a little more involved in the areas
once considered outside their legitimate fields of ac-
tion. There are still many questions that could be
asked in a similar poll. There are perhaps many inter-
esting correlations, regionally, professionally and
culturally, that could be explored. Those suggested in
this thesis are but a few. A larger survey may well
produce enough replies to reveal significant trends;
these may in turn point to more detailed action to se-
cure the goals now seen to be emerging. The men in

different walks of life, who meet daily to plan, must

understand each other if they are to cooperate successfully.
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There is no evidence that the machinery set up
to enable planning to be carried out is defective. It
has in many provinces stood the test of time: there is
ample proof that even the original approach was sound in
general (e.g. The Draft Town Planning Act of 1916). The
use made of these instruments is more open to question.
No attempt was made to foresee their effect. Even today
full use is not made of some of these provisions. Plan-
ning will likely develop along established lines, until
public opinion is ready for newer and more sweeping
measures.

As the interest in planning activity increases,
the need for planners will become even greater. The
long preparation necessary and the maturity required
necessitates an early decision to enter the field. It
might be profitable to make the appropriate students
aware of the challenge and opportunity while they are
still at the undergraduate level in their respective
fields. A step to increasing the prestige of the plan-
ner in the community is professional organization.
Opinions favour this natural course of development. The
degree of specialilzation in different phases of planning
will increase as the field develops, but this should not
stand in the way of unified purpose.

Planning is essentially a process. While the
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tasks of investigation, désign and execution must be
skillfully carried out, they must be subordinate to the
general purpose. In planning, perhaps more than in any
other function, the chain of command, the chain of knowl-
edge and the chain of opinion are end to end, not side

by side.
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APPENDTIX A



January 7th, 1966,

Personal Address
appeared here

Dear Sir,

The Urban Plenning Fileld is presently in a state
of evolution, An investigation of present trends
forms part of a thesis on Urban Planning Concepts
"in Canada, being prepared at the University of
Manitoba by the writer,

Your answers to the enclosed questionnsire (which
1s designed to take only minutes of your time)
will make an important contribution and will be
most helpful in evaluating a few leadlng opinlons.
‘Only 150 have been malled out,

The questionnaire is entirely anonymous, with only
a reference to your field of activity in the group
classification sectlion at the end.

In each case, simply circle ONE number or word in
the right hand column, unless stated otherwise,

Although some cholces may not fit perfectly, please

circle the one most closely approximating your
opinion, .

A self-addressed stamped envelope 18 enclosed to
facilitate prompt return, :

Respectfully yours,

Benno E. Novak

Department of City Planning
Graduate Studies

University of Manitoba.
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Q

1.

Te

9.

10,

P.l
UESTIONDNATIRE
Is Planning essentlially a (l)private or (2)public
function? ' (1)
Should Planning be performed by private con-
sultants hired by elected representatives? yes
Should Planning as a profession require (1)

1)less 2)more 3)as much training time as/than
say the medical profession?

Who should make decisions regarding policies
of development? (l)elected officlals
(2)specialists (1)

Should Planning be performed by a department
within the government(s)? yes

In your opinion, based on experience, which of

the following groups would make the most use-

ful planning decisions? (1)the planners (1)
(2)the elected officials (3)people by referendum

Of the folowing flelds of study which, as re-
lated to Planning, would you consider the ones
most likely to enable a planner to perform his
task well? (Select as many as necessary)

(1)Physics (6)Sociology 11)Arehitecture

(2)Geography (7)Law 12)Political Sclence

(
(

(3)Economics (8)Psychology (13)Bus.Administration
(

(L)Medicine (9)Engineering (1ll)Other (Specify)

(5)Fine Arts (10)Biology ecescecseenose

7
Of the fields in_8, above, list any three in order ...
of importance, to Planning. (Use numbers) see

Who should direct Planning Activity?

(1) A planner with a team of experts

(2) A group of planners and elected officlals :
(3) A Group of elected officials (3)
(lt) Elected officials and appolnted citlzens

Is conventional zoning effective with regard
to large-scale projects? yes

no

(2)
(W)

no

University of Manitoba Thesis bn coe0le
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11, Why do private developers employ planners?
(1) To maximize immediate profits (1) (2)
(2) For public acceptance and long-term success

12, Do you agree with the concept of a Master Plan? yes no

13, Do you feel that constant changes made 1n

Master Plans show they are of little value? yes no
1}, What is the one most important factor that

brings about changes in the Master Plan? (1) (2)

(1) Business pressures (2) Poor planning

(3) Inadequate detalls on zoning plans (3) ()

() Unforeseeable external factors

15, Do you feel the legal planning powers in the

provineein which you reside are 1l)adequate (1) (2)
2)inadequate 3)too severe?
State province 9 00 9 &6 6060 00 008 60 ¢ 00 00 (3)

16, Do you believe overasll Planning is necessary
to guide development in our free enterprise
society? yes no

17. Are economic forces(l) or social forces(2)
the strongest pressures in favor of Planning? (1) (2)

18, Should the ecompetence of planners be reviewed
by a professional licensing body? ves no

Additional remarks on ahy matter of interest
in the field may be made on the back of elther
sheet,

GROUP CLASSIFICATION:

Please indicate your present field of activity by
circling the appropriate number.

(1) Elected 0fficial (2) Appointed Civil Servant
(3) Private Developer (l4) Private Planning Consultant

(5) Selected Professional (Indicate Profession:....c.cecececcss)

University of Manitoba Thesis bn
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Table 3, Actﬁal Count of Chosen Answers, Questions‘l.~6.

* Tn Tables 3, U and 5, the number corresponde to the alter-
native in the questions; Y and N stand for "yes' and "nu"

*¥ TInconsistency In totals ig due to respondents omitting
a question, or checking more than one answer.



QUESTION No.

CHOICE

PRINCE EDW. T.
NEWROUNDLD .
NOVA SCOTTA
NEW BRUNSW.
QUEBEC
ONTARTO
'MANITQBA
SASKATCHEWAN
ALBERTA
BRITTSH COL.
S
REGION
REGION 3
REGION 4

REGION &

EL. OFFTCTALS
APP. CTV.SERV.
PRIV, DEVELOPS.
CONSULTANTS

SELECTED PROF.

\C

h

ALL

Table 4. Actual

PR

14

~

]
18
1

6

A2

14
”)[5
£

7

15

67

(G2l

i \J1

v}

4

4

11

Bo

8

£
6
I

!

1e
&
16

10

10

o

O

o)

12

1

10

-1

I

10

25
6
5

13

3

10

1
2

Y

52

1 61 25

30

&

Count of Chosen Answers, Question 7:



107

QUESTION No. 9 * 0 | 1] 12 | 13‘
. CHOICE | 1 2 3 sl vy Nl1 2|y N Y N
PRINCE EDW. I. 1 1 N o
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REGION 3 | 8 5 15 716 914 1_1i
REGION L 810 1 18149 919 1 218
REGION 5 ol L 4|2 64 11 5
EL. OFFICIALS 5 9 2 3|510] 31117 116
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CONSULTANTS | W 3 712 sl 7 17
SELECTED PROF. | 9 9 il 5 12110 10015 1} 17
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Table 5. Actual Count of Chosen Answers, Questiohsvg,—13.

* Because of its different nature, question 8. 1is handled
on Tables 7, 8, and 9. : : ~
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